I N T R O D U C T I O N
In the first half of 1919 representatives from more than thirty allied and associated nations assembled near Paris to outline a new, peaceful world order. Following World War I expectations ran high for international cooperation and solidarity among the many nations as a basis for universal peace. Hoping ''to end all wars'', Woodrow Wilson, President of the United States, perceived the need to address political crises among nations as well as social crises within them. 1 He sought collective security by establishing the League of Nations to deal with international crises. Moreover, convinced that international regulation of social problems was a key aspect of the peace-making process, he worked to find a means to this end. At the plenary Peace Conference, directed by President Wilson, the British Prime Minister Lloyd George, and the French Premier Clemenceau, a separate commission was entrusted with the task of devising a common labour programme to serve as a blueprint for international postwar social politics. This commission designed a new legal framework for labour legislation, the International Labour Organization (ILO), which still operates in much the same way as it did then. 2 The Commission on International Labour Legislation in 1919 was composed of internationally renowned scholars and social policy experts from a broad range of disciplines and backgrounds. These experts had been invited by the plenipotentiaries to the Paris Peace Conference to advise the official government leaders and diplomats on specific labour and industrial development questions. Most of these experts knew each other from various prewar networks in politics, science, and labour administration before they came together in Paris in 1919.
A focal point in our argument is the concept of ''epistemic communities'', a concept recently formulated by theoreticians on international relations. Epistemic communities are networks of professionals that exercise an authoritative claim to policy-relevant knowledge because of their expertise and competence within a particular domain. Such epistemic communities and knowledge-based experts are expected to reach a consensus on cause-effect relationships about complex problems, to legitimize themes for collective debate, to identify crucial areas of negotiation, and to draw up common policies. 3 They are important not only because they translate new ideas to international policies, but also because they are channels for exchanging these ideas.
These networks, which ordinarily deal with technical, non-political domains, are accorded an initial opportunity to advise on particular social problems. Epistemic communities have also been important in conceptualizing international policy. 4 For example, there is an epistemic community in the International Association for Labour Legislation, one of the prewar international knowledge networks of social reformist intellectuals. Focusing on epistemic communities and the specific role of experts allows for a more nuanced analysis of international negotiations than in the traditional research that stresses the unique importance of government leaders and diplomats. Socio-political studies have long focused on interests as the most important determining factor in decision-making. 5 Recently, there has been a shift in focus to ideas in the analyses of policy-making processesin reaction to neo-Marxist and rationalist approaches. 6 Although we acknowledge the importance of this change, the specific mechanisms by which ideas influence policy often do not receive sufficient attention. 7 Epistemic communities such as the International Association for Labour Legislation have played a crucial role in the spread of new ideas. Socialreformist ideas were developed through the acquisition and exchange of knowledge in international networks, and this knowledge was acquired using new branches of science.
In 1919 international social law was a new discipline practiced by experts in the Commission on International Labour Legislation to legitimize a new institutional framework in a postwar complex of industrial-capitalist societies. International labour law produced not only new concepts and methods to formulate practical answers for social issues, but was above all an instrument to put the idea of a ''makeable society'' into practice. A crucial motive among the negotiators in the Labour Commission in 1919 was the will to eliminate social breakdown through collective improvements and to elevate society to a higher level.
In evaluating the role of this effort this article examines the extent to which the founding of the International Labour Organization in 1919 was a concrete emanation of the ideas of prewar epistemic communities, and how effective the ideas and insights of these experts in the Commission on International Labour Legislation were. We focus especially on how the utopian idea(l)s of the founding fathers -social justice and the right to decent work -were changed by diplomatic and political compromises at the Paris Peace Conference. Therefore, this article also reflects the dual relationship between idealism and pragmatism.
Looking at the background of two of these experts can help explain how ideas were put into practice. 8 Emile Vandervelde was one of the leaders in the international socialist labour movement, and Ernest Mahaim, a professor at the University of Liège, was an international expert on social law. They were considered ''an interesting pair'' in 1919. 9 Each had his own progressive ideology, and both were respected authorities on labour issues. Nevertheless, contemporary historiography has not taken sufficient notice of their active involvement in forming international social policy. The few existing studies on the formation of the ILO have only explored the interaction of English-speaking labour and liberals.
10 Consequently, our knowledge of the efforts of other nationals in the 1919 peace talks is fragmented. This study, which is based on the original archival material from the International Labour Office (Geneva), the Belgian Ministry of Foreign Affairs, and published documents of the period, recognizes Vandervelde and Mahaim as modern social engineers within the framework of their networks. Knowing what they achieved leads to a better understanding of the origins of an institution that contributed to the development of the present-day welfare state.
The first part of this article focuses on ideological networks and the people who participated in them. These networks paved the way for the ILO. The second part of the article analyses the ideas of the founding fathers, Vandervelde and Mahaim, and their contributions to the decisions that led to the new institution in 1919. Finally, we assess the reactions of the plenary Peace Conference to the commission's propositions and review the extent to which the ILO was included in the final peace treaties.
The idea of international labour regulation did not suddenly emerge in 1919. It was a logical step that was part of a much larger development in social politics. Its roots can be can be found in utopian socialism.
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Philanthropic intellectuals had first developed theories about the need for an international approach to deal with social-economic problems at the end of the eighteenth century. These early theorists included businessmen (Jacques Necker), industrialists (Robert Owen, Charles Hindley, Daniel Legrand), medical doctors (Daniel Mareska), economists ( Jérome Blanqui), and social researchers (Edouard Ducpétiaux, Louis René Villermé).
Although their individual ideas were often developed in a vacuum and had little effect in practice, the universal concepts of utopian socialism did influence the social ideas of many later thinkers. These utopian ideas led members of the socialist labour movement as well as a select elite of intellectual reformers (mostly university professors, lawyers, and public officials) to proclaim their social consciousness at many of the international conferences in the final decades of the nineteenth century. They paved the way for the institutionalization of multilateral agreements and the foundation of the ILO.
The Second International: a divided political network rather than an epistemic community
The socialist labour movement had long operated on an internationalist rationale. The explicit interest that the First International showed in international principles was quite evident. Marx's call, ''Proletarians of all countries, unite'', in 1848 was regarded as the ideal for making a declaration about the practical need for international labour legislation. Although disagreements led the members to disperse in 1876, the ''International'' became a well-known concept in the political ideology of the nineteenth century.
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More significant was its successor, the Second International, which was established in Paris in 1889 by Marxist-inspired socialists. Although it operated on a common assumption, the international struggle against capitalism, and, through its international actions on behalf of workers' rights, it placed new ideas on the political agenda, the Second International cannot be regarded as an epistemic community. Rooted in a common Marxist ideology, it was a hybrid organization with diverse political groupings. Strong differences of opinion interfered with the search for collective identity and decisions about the organization's course and the methods to achieve its goals. The diffusion of new ideas, rooted in shared beliefs and consensual knowledge, as in epistemic communities, was totally absent in the Second International. Controversies about supranational solidarity versus national interest, and an ideology of revolution versus compromise with national political systems, interfered with consensus on joint action. Although the International Socialist Bureau started operating from Brussels in 1900 as an informational clearing-house, to improve contacts among socialist organizations, labour parties, parliamentary delegations, and the press, the national sections continued to pursue an autonomous course. 13 The enforcement of collective labour demands through close organizational bonds seemed to be a more pressing national issue for the labour movement.
Despite internal divisions and personal conflicts, the Second International did function as an important political network for leaders of the socialist labour movement. One of them was the young Belgian, Emile Vandervelde (1866 Vandervelde ( -1938 . 14 Vandervelde grew up in a liberal bourgeois environment, and as a law student at the Université Libre de Bruxelles (ULB), the labour movement had a strong appeal for him. He As for structural approach and strategy, there was even less consensus among trade-union leaders from the allied countries. International trade unionism had to contend with the same lack of organizational and ideological coherence as the Second International. As the war was ending, the leaders of the socialist parties and the trade unions from the allied countries convened an international conference to meet in parallel with the Versailles Peace Conference. 19 Although it was impossible for the socialist labour movements in different countries to create international consensus before 1919, they had an important influence on the founding of the ILO by making the idea of international labour legislation more concrete. It was not a coincidence that their leaders demanded a place at the Paris peace negotiations.
The International Association for Labour Legislation: reformist intellectuals in an epistemic community
At a time when the international socialist labour movement faced internal difficulties in its search for international action, social change caused those who were preoccupied with the ''social problem'' to consider coordinating their ideas and efforts. By the end of the nineteenth century, some liberal thinkers sought ideological modernization of the traditional laissez-faire doctrine. They wanted a suitable political answer to the growing socialism. Their ideal, which was to create as free a world as possible through open discussions of ideas and knowledge, may well have been utopian, but it did provide the dynamics for developing realistic answers to the new challenges of modern society. It was the search to reconcile private initiatives and government intervention (from a pragmatic point of view rather than a carefully worked out theoretical model) that led these liberal realists to translate their idealism to practical solutions. They believed that as a representative of society the state was obligated to help individuals develop morally. Social legislation was par excellence the medium to protect the individual against the failures of industrial society. Fledgling ideas on welfare regulation and the state's role spread rapidly among progressive liberal intellectuals because they were able to reinforce their contacts in national and international debating clubs and organizations. These functioned as stimulating networks for the exchange of social knowledge.
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One of these networks was the International Association for Labour Legislation (IALL). The IALL was an international ''brains trust'' of social policy experts through their professional commitments, which had been made at previous international congresses of civil social reformers. Ernest Mahaim (1865 Mahaim ( -1938 , a jurist and sociologist of Belgian origin, was instrumental in bringing these experts together. 21 Mahaim had a doctorate of law (1886) and political and public management sciences (1887) at a time when social issues affected the highest policy echelons, both within Belgium and abroad. He completed his studies at the Universities of Berlin, Vienna, Paris, London, and Cambridge. Lectures by his mentor Emile de Laveleye at Liège University, and his foreign experiences, enabled him to compare the Belgian situation with international trends. He wrote a thesis in political economy on professional associations (1891) lectured on statistics and international law. He invited Belgian and foreign reformist intellectuals to attend a first international congress on labour legislation in Brussels in 1897. Strongly influenced by the German Kathedersocialisten such as Mahaim's tutors Lujo Brentano, Gustav Schmoller, and Adolf Wagner, 22 the congress members searched for a socio-political answer to the social challenges of their time. It was at this congress in 1897 that Mahaim succeeded in convincing the delegates to establish the IALL. 23 The IALL was founded in Paris in 1900, at the time of the World Exhibition. It was the brainchild of a select elite group of academics and public officials who organized regular debates on social issues across national boundaries, independent of the government. 24 In light of later developments, it is interesting to note the presence of Emile Vandervelde and Arthur Fontaine (Director of the French Labour Office) at the founding congress in 1900. Both Vandervelde and Fontaine were Mahaim's associates in the Commission on International Labour Legislation in 1919. 25 The IALL was set up as a pluralistic organization, which meant that questions of party, nationality, and religion were intentionally put aside. In practice, it was difficult to build a bridge with the labour movement because of working-class distrust of such initiatives. 26 Consequently, the IALL remained limited to the progressive intellectual elite with a social liberal ideology.
In contrast to the Second International, the IALL can be seen as an epistemic community, although the term had not yet come into being. The international association wanted to participate in political decision-making through its members' joint expertise. 27 To affect public opinion across borders, these experts used the tactics of information politics: ''promoting . There was, however, the conference on international labour protection in 1897 in Zurich, only a few years before the foundation of the IALL, which was mainly attended by socialists and social catholics. The creation of an international labour office was one of the most important demands in Zurich. This proves that both organized labour and the radical thinkers of the intellectual bourgeoisie (e.g. united in the IALL) simultaneously but independently campaigned for similar ends. At the turn of the century the rift between the diverse social classes still seemed too large. 27. J.W. Follows, Antecedents of the International Labour Organisation (Oxford, 1951), pp. change by reporting facts'', as a strategic method to influence policy makers. 28 Stimulated by the simultaneous development of modern communication tools, the IALL functioned as a network for the exchange of knowledge and new ideas about labour regulations in various industrial countries. As its permanent secretariat, the International Labour Office in Basle, Switzerland, centralized relevant information and organized international congresses on a regular basis. The IALL targeted both international and national communities. Separate divisions were set up in each member country. As far as implementing specific policies, the IALL had a key position among the progressive knowledge elite: it was able to examine pressing social current events of the day in a scientific way. Its achievement lies in the impressive way it was able to combine the major intellectual tendencies of the time to form a powerful framework for addressing concrete issues. It targeted those areas that had a direct bearing on a worker's daily life (unemployment, working hours, female labour, housing, and national insurance), albeit within the politico-ideological debate on the advisability of government intervention. Although established as a private initiative, the IALL received governmental support in organizational and financial matters. West European governments, concerned about the rising tide of Marxian socialism, viewed the IALL as a good way to remove grievances and pre-empt socialism. They eventually cooperated with the research work of the organization and sent delegates to its various conferences. The IALL's first conferences dealt with the prohibition on night work for women and the use of white phosphorus in the matchstick industry (1906). These were a successful start to further periodic international deliberations. 30 In the wake of the IALL, other private organizations dealing with similar social issues would be formed.
S C I E N C E I N T H E S T R U G G L E F O R S O C I A L J U S T I C E : I N T E R N A T I O N A L L A B O U R L A W A S A N E W D I S C I P L I N E
Reformist thinkers developed the idea of a ''makeable society''. They believed that in times of crisis the intellectual elites were obliged to put their knowledge and power at the disposal of social reforms. A belief in the ability to plan economic and social processes, one of the ideas of utopian socialists in the early decades of the nineteenth century, formed part of the social engineering era. The rational approach to solving social problems, termed by new liberal thinkers as ''controlled intervention'', was to promote social improvement. To leave this to the leadership of professional networks and scientific knowledge centres such as the IALL was seen as the best method of gathering knowledge and applying it. The expectation that society could be perfected to a righteous order laid a great responsibility on the shoulders of the social scientists, who ambitiously accepted this task.
In the search for a blueprint for an ideal society, welfare planning was one of the most important tasks. Among the new liberals, social policy was to be oriented towards self-help and individual responsibility. Social liberal thinkers preferred state assistance rather than state intervention. One instrument to put this welfare thinking into practice was international labour law. This new discipline was very useful for developing and adapting social legislation, the basis of social reforms. 32 The need for juridical demarcation and for interpreting changing labour relations became increasingly obvious with the rise of industrial capitalism. Initially, the first scientific treatises on the rise of the working class were guided by the need to provide legal protections for the individual labourer. Jurists quickly realized the importance of social law as an autonomous field of study, with its own terminology and research methods. The discipline soon carved out a separate research area through self-legitimizing publications. emergence of the working class as a ''new'' social group. 35 Raynaud had given the initial impetus seven years earlier with theories about developing labour law from an international perspective. 36 Academics were among the leading thinkers, focusing on increased government responsibility for international regulation of workers' rights and responsibilities. It was evident that this emphasis was motivated by more than ethical concerns for workers' quality of life. Within industrial capitalism at the turn of the last century, the regulation of international labour was also guided by an economic concern to restore conditions of free international economic competition. 37 It was important that scholars such as Ernest Mahaim who specialized in international labour law transferred their theoretical, academic expertise to the real world. They used their knowledge and methods in empirical research for social benefit. 38 As an outgrowth of Auguste Comte's nondoctrinaire positivism and liberal utilitarianism, law was no longer seen as an abstract science, but rather as an objective method of analysing, measuring, and controlling social evolution. 39 International labour law was directed towards practical social reforms. The Commission on International Labour Legislation in 1919 was a clear example of this. During the peace negotiations at Versailles, which started on 18 January 1919 and laid the foundations for an international legal and security system, the leaders of the ''Big Three'', Wilson, Lloyd George, and Clemenceau, pleaded to have a ''social chapter'' included in the interna- tional treaties. 40 By explicitly mentioning social issues they wanted to reward workers for the input and sacrifices they had made during the war. 41 The political motive for their social conscience was to arrest the course of advancing communism, which, since the revolutionary days of 1917, had been attracting a growing number of workers. On 25 January 1919 Wilson proposed entrusting a separate expert commission with the task of developing international labour regulation. This commission was composed of fifteen members from nine countries. 42 The five great powers (Great Britain, France, Italy, Japan, and the United States) each sent two representatives. The other five commission members came from Belgium, Poland, Cuba, and Czechoslovakia. Initially, there was only one position for a Belgian representative to the Commission, but the Minister of Foreign Affairs, the liberal Paul Hymans, claimed double representation by pointing out the Belgian war achievements, which was accepted. 43 The commission members designated by the United States caused some surprise among the other delegations. The British explicitly stipulated that the delegates should be recruited from politics, academe, or the highest level of the national labour administration. The most important selection criteria were expertise and experience relevant to initiatives on social politics. The decision of President Wilson to appoint a representative from the workers, Samuel Gompers, president of the AFL, and a representative from the employers (although this delegate was replaced after one session) was totally unexpected. At President Wilson's insistence, Gompers was chosen to chair the Commission. 44 This appointment was a diplomatic compromise to gain the approval of the hostile US Senate to the idea of international collaboration. The members of the Commission would soon discover that Gompers wanted to enforce his vision as exponent of the American trade-union model in its most orthodox form. On the other hand, except for the very short presence of the American Hurley, no employers' organizations participated in the Commission. This provoked protests among their ranks, 45 and led to the employers uniting internationally in March 1920. 46 The International Organization of Employers did more than simply coordinate employers' activities within the ILO (where they were represented as part of its tripartite character). It also wanted to gain more control over the efforts and progress of the ILO. of a new type of diplomatic consultative arrangement. The fact that legal experts on labour law as well as government representatives and workers sat around the same negotiating table was very significant in the development of the later tripartite structure. This structure, in which workers, employers, and governments developed worldwide labour standards together, was to be both a revolutionary and an innovative foundation for the future ILO. 47 Among the pioneers of this new structure were Ernest Mahaim and Emile Vandervelde, both with irrefutable international reputations on international social issues. Mahaim had become a respected jurist, specializing in international labour law, both at home and abroad through his pioneering role in the IALL. Vandervelde was awarded a position on the Labour Commission as head of the Second International. 48 The careers of Mahaim and Vandervelde had similarities long before they were brought together at the international negotiation table in 1919. Nine months apart in age, both wrote a doctoral thesis on trade unions in 1891. 49 In 1903 the first edition of Vandervelde's Exode rural, in which he pleaded for inexpensive season train tickets for workers, was published. Later, Mahaim was asked to develop this subject further by the Brussels Institut de Solvay, an international institute of scientific research in sociology founded in 1902 by the industrialist Ernest Solvay.
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It was not at all unusual for socially minded members of the same generation to devote attention to social problems. It was precisely these common points of interest that led them to exchange ideas and collegial relations. Accordingly, Mahaim 
Gompers (1850-1924) organized the International Labour and Socialist
Conference, which would take place in Berne at the same time as the Paris peace talks. Although neither was present in Berne, and mutual agreement seemed very difficult to obtain, Gompers and Vandervelde knew each other's views on labour issues well before they met at the Paris Commission. 52 As an international labour movement expert, Léon Jouhaux (1879-1954) had done important preparatory work during the war on international labour legislation. He became one of the most active members of the Commission on International Labour Legislation in 1919. 53 For Mahaim, the IALL was the international forum in which he met the Frenchman Arthur Fontaine (1860-1931) and the Briton Sir Malcolm Delevingne (1868 Delevingne ( -1950 . 54 Fontaine and Mahaim were both in the forefront of this international network. As secretaries of their national divisions, they had collaborated closely on the preparation of conferences and publications of the IALL. 55 Sir Malcolm Delevingne attended the IALL congresses as British government representative. 56 Through all the contacts that had previously been formed in the diverse political, professional, and ideological networks, the Paris Commission functioned as a new international meeting place for theoretical and practical labour experts. Full of great hopes at the start of its marathon of thirty-five meetings in the Paris Ministry of Labour on 1 February 1919, the British, American, French, Italian, and Belgian delegations submitted their plans. In practice, the carefully prepared British suggestions were treated as the basic text for the negotiations, but other delegations could make new proposals and justify improvements. 57 At the beginning of March 1919, halfway through the negotiations, the commission members returned home to carry out Vandervelde's proposal to hold interim consultations with their governments and with the national workers' and employers' organizations. 58 These consultations brought together prewar international expertise and postwar national instructions in the Commission on International Labour Legislation. Its assignment was twofold: first, to develop a permanent, legal institution for international labour standards, and second, to develop an international programme of minimum demands about working conditions.
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Engineering new methods for dealing with international labour politics
The general principles of the ILO were laid down in a preamble, which was the least contested part in the debates of the Commission. Few changes were made. One of them, proposed by Emile Vandervelde, was of great interest because it introduced the exact phrasing of ''social justice'' to define the main object of the new organization. Social justice was seen not simply as a means of securing universal peace, but also as an end in itself.
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Although the commission members accepted universal principles such as international solidarity and social justice, the practical development of the legal framework for the new organization was much more difficult to carry out. The idea of bringing about a better world, which had been much discussed during the long war years, was quickly subordinated to the diplomatic strategies and national aspirations with which the opponents bombarded one another. This tension between idealism and pragmatism is illustrated by three of the arguments that were crucial parts in a large variety of complex issues: the role of government representation, the status of international labour conventions, and the organization of the internal body of the ILO. One of the first major conflicts originated in the tripartite composition of the ILO. The original British idea of three representatives from each country (with two votes for the government representative and one vote each for the workers and the employers) was opposed by Vandervelde and Gompers. Although they were both representatives of organized labour, they could not agree with one another. Vandervelde, supported by his loyal British ally Barnes, suggested inviting two government representatives, each with one vote. According to Vandervelde, this arrangement would provide an equal balance of interests between consumers, who would be represented by the government delegates, and producers, who would be represented by the workers' and employers' delegates. after years of union struggle. A double government representation promised greater likelihood of achieving a majority of the votes at an international labour convention, especially because Vandervelde assumed that the government representatives would belong to the social democrats in subsequent years, supporting the workers. This proved to be a grave miscalculation in the years to come. 62 In 1919 Vandervelde interpreted the vision he had developed a year previously in Le socialisme contre l'Etat, one of his most important political writings on the role of the state in a socialist society. He argued that the purpose of socialism was not to strengthen state control, but rather to rationalize and democratize the government. 63 Vandervelde, who had only just been nominated Minister of Justice in the Belgian government and who was obviously inspired by tripartite social consultation in Belgium through the establishment of parity committees in coal mining and the steel industry, 64 wanted to extend his practical collaboration to the international level.
Within the Labour Commission Vandervelde clashed with the Chairman, Gompers, who strongly opposed double government representation. As the leader of the AFL, he categorically rejected every form of subordination to politics, government, or ideology. The AFL, the largest labour group in the United States and one that was traditionally rooted in a very pragmatic, voluntarist ethos, emphasized not laws but privately negotiated contractual agreements between unions and employers to protect members' rights. It came as no surprise that Gompers tried to minimize government participation in the ILO. Since the new international organization had to have a tripartite framework, Gompers advocated a national delegation of only three representatives with no more than one vote each (one government delegate, one from the employers, and one from the workers). Gompers feared governments and employers would combine against the workers. needs, and on the other, it did not trust the legislative powers of governmental authorities to improve labour standards. 66 Eventually, under the strong support of the Democratic President, Franklin D. Roosevelt and his Secretary of Labor, Frances Perkins, the US joined the ILO in 1934. Both Roosevelt and Perkins tried to counter the Great Depression with the New Deal social reforms and believed that a close association with the ILO would be of great benefit. 67 The American attitude in 1919 was very different from the European. The leaders of the labour movement had placed their trust in their respective governments and agencies of legislation and administration as the most effective instruments for improving social welfare. Because they came from a different tradition, the Belgians and the British believed that the International Labour Conference was a diplomatic conference that required implementation by governments. The optimal functioning of the new organization lay precisely in the creation of minimum labour standards that had to be accepted by as many national legislatures as possible. It was from this common political realism that Vandervelde and Barnes had found one another. As a compromise that would satisfy both workers and governments, they suggested three representatives from each country, one from each group that would have one vote each (Gompers's proposal), while the government representative would have a double voice in the final vote in the plenary conference on international conventions (the original British proposal).
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When the Frenchman Loucheur, Minister of Industrial Reconstruction, proposed doubling the members for each group to provide representation for agriculture, Mahaim opposed this. 69 As the Commission's legal ''oracle'', he pointed out that a double number of conference members with voting rights was not a viable proposition, and he proposed the alternative of technical advisors rather than agricultural representatives. 70 Mahaim delivered very reasonable and broadly acceptable international expert arguments, which were adopted by Vandervelde, who pointed out that farmers' representation was unwarranted for industrial countries such as Belgium. In this regard, Vandervelde argued mainly from the point of view of his own national context. After consultation with his technical advisory committee, which was composed of well-respected sociologists such as Louis Varlez, workers, and employers, Vandervelde returned to his first proposal. 71 A narrow majority (eight to six) approved this Anglo-Belgian proposal, in which four delegates from each country (two government representatives, one employer, and one worker) received the right to vote. The United States, Italy, and France voted against the proposal. The two Polish and Czechoslovakian delegates, who remained undecided up to the final moment, cast the deciding votes. 72 We can only guess about the personal démarches on the part of the British and Belgian delegations to convince the East Europeans. It is a fact that within the ILO Ernest Mahaim would later find loyal allies in François Sokal (the Polish government representative and Mahaim's successor as President of the International Labour Conference in 1931) and Eduard Benes (the Czechoslovakian President of the International Labour Conference in 1925). A remarkable fact is that the composition of the delegations developed by Vandervelde and Barnes has remained unchanged to this day.
A second conflict resulted from the legal status of the conventions (the decisions of the International Labour Conference). The most controversial and longest debate in the Paris Commission was the laborious search for an international organization that could develop binding, albeit only advisory, conventions. 73 The Italian delegation, through Baron Mayor des Planches, pleaded for the creation of a supranational parliament. This body could vote for conventions that would bind the member states with a two-thirds majority. The Italians, supported by the French, gave the governments great power and pleaded that this be in the hands of a political body rather than a technically specialized agency. 74 But the opposition to creating a ''super parliament'' was overwhelming. The Americans, traditional supporters of national sovereignty, were diametrically opposed to the Italian-French alliance and vehemently blocked every interventionist step. As far as they were concerned, the ILO was to be solely a consultative body. The realists pursued a compromise between the two camps, since they wanted to convince as many countries as possible to participate. Conforming to what had become a tradition in the Second International, Vandervelde became the intermediary between the non-interventionist Americans and the rest of the Commission. He did not wish to risk failure of the total project because the proposal for a supranational parliament would be blocked in the plenary Peace Conference.
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Although the Italian-French proposal was denied, the American delegation still found all compromises too interventionist. The United States was faced with constitutional difficulties in decisions on the implementation of international labour standards, since labour policy was a responsibility of the individual states rather than the federal government. Therefore, the Americans wanted to make ratification of international labour conventions dependent on the constitutional settings within each nation. 76 In this, Ernest Mahaim saw an attempt by Washington not to commit to the new organization. It soon became clear to Mahaim, who, from his years of experience in private networks such as the IALL, was used to sitting around the table with a select core of motivated, well-disposed labour experts, that political and diplomatic interests did indeed carry more weight in Paris. However, since the United States was the most important partner at the postwar peace negotiations, it was not possible to go ahead without its agreement. Mahaim, together with the American Henry Robinson and the Briton Sir Malcolm Delevingne, devised a legal construction that would relieve the extreme tension in the debates. 77 On the advice of the American James Shotwell, professor of history at Columbia University, they arrived at a diplomatic compromise in making a legal distinction between conventions and recommendations. 78 This was a new approach to international decision-making. To make the ILO more than a drafting committee and yet not have a conflict with the sovereignty of member states, the Commission required that member states lay before their national parliaments, for consideration, any convention agreed to at the International Labour Conferences by at least a two-thirds majority. Issues on which there was not yet a consensus could be formulated in recommendations to develop a favourable public opinion, but they were not binding. The far-reaching concessions inspired by experts such as Mahaim and Shotwell were not immediately rewarded, however. The US Senate was not to ratify the Treaty of Versailles, which meant that the United States never became a member of the League of Nations. Although the United States joined the ILO in the 1930s, they would rarely ratify a convention. Yet, the members of the Commission could not foresee in 1919 that the authorization of the American delegation in the Labour Commission was actually -in the words of Vandervelde -''une adhésion platonique''. 79 A third debate arose about the organization of the internal body of the ILO. 80 Although the ILO had its own task and worked independently of the League of Nations, in 1920 it would merge in a network of international institutions under the umbrella of the League, on which it was financially dependent. 81 But Mahaim, Vandervelde, and Barnes did not want to wait for the official establishment of the League of Nations before holding the first International Labour Conference. 82 They convinced the Commission to organize the first conference in October 1919. Progressive scholars and organized labour wanted to see their ideas implemented quickly. Washington DC was chosen for the conference because the Commission tried to swing public opinion to favour American admission to the League of Nations and the ILO. While Gompers agreed immediately, he did express doubts that the US Senate would approve it. 83 Mahaim used the expected obstacles as an opportunity to suggest Brussels as the alternative seat of both the League of Nations and the ILO. Small countries such as Belgium, the Netherlands, and Switzerland, because they were centrally situated and easily accessible, provided ideal accommodation for international organizations. And while Mahaim wanted to see Brussels grow to an international capital, he also justified his national aspirations on moral grounds. This would be a way to compensate Belgium, which had been economically important in worldwide production before World War I, for its heavy war losses in 1919. 84 Mahaim's proposal was rejected without further debate. The Commission did not feel competent to make a decision on the establishment of the permanent seat of the ILO. For practical reasons the seat of the ILO was to be in the same city as the League of Nations. Mahaim became reconciled to organizing the first International Labour Conference in Washington, and quickly sacrificed his national demands for international benefit. ''Nous avons le plus grand intérêt à ce que les Etats-Unis entrent de plain-pied et restent dans la nouvelle alliance du travail qui se forme'', Mahaim argued. 85 Labour clauses as an international policy programme
The next task for the Commission on International Labour Legislation was to develop a policy programme for the new organization. The labour organizations had even higher expectations for this labour charter than they did for the legal construction of the ILO. The labour organizations followed the negotiations very closely (see Reiner Tosstorff's article, pp. 399-433). A subcommission of six submitted a joint nineteen-point programme for discussion. 86 Two very different groups dominated the debates.
One group consisted of Gompers, Jouhaux (who replaced the French Minister of Industrial Reconstruction, Loucheur), Mahaim, and Mayor des Planches. This group supported the development of a complete, detailed action plan. Gompers and Jouhaux believed that the popularity of the labour movement had reached a peak immediately after World War I, and this needed to be exploited to create a new militant world, with guarantees for the workers. 87 Mahaim once again pressed for a thorough legal definition of ILO policy, hoping that the IALL conventions of 1906 would be included. Together with Arthur Fontaine, his colleague in the IALL and the Commission, he tried to resurrect their earlier brainchild. 88 Although the first diplomatic arrangements of the IALL with regard to female labour and safety on the shopfloor were not explicitly included in the policy plan, their influence was felt. At the first International Labour Conference in Washington, the member states voted on regulation of night work for women, one of the first IALL conventions. A second group stressed political viability. Vandervelde and Barnes opted for ideological pragmatism, and wanted to achieve general principles rather than concentrate on explicit labour demands. They believed that the labour charter was more likely to be accepted by the Peace Conference if it did not include the technical details. 89 The compromise put forward by Barnes contained nine key points for a postwar international labour policy: the basic principle that the labour of a human being cannot be treated as merchandise or an article of commerce; the reduction of working hours (introduction of the eight-hour working day or forty-eight-hour working week); the prohibition of child labour; the recognition of minimum wages; the introduction of weekly rest; equal pay for men and women; the organization of labour inspection; freedom of association; equality in working conditions; and social insurance for foreign workers. 90 The final document omitted ten of the detailed demands.
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Of the Belgian proposal submitted by Mahaim, four of the five core labour tasks were incorporated in the final international labour charter. Only the proposal to unify the principles of hygiene, labour safety, and social security in various countries was rejected.
92 Implementation of the eight-hour working day, freedom of association, equal rights to social security for foreign workers, and the prohibition of child labour received a two-thirds majority.
93 But these were not exclusively Belgian demands: Mahaim and Vandervelde were in agreement with their French and British colleagues. Moreover, if the workers were to understand and support the document, the legal texts had to be written more clearly and directly. That is the reason Vandervelde suggested the labour charter be given ''une forme quelque peu littéraire''. 94 The British refused to modify the document because they felt the primary goal was to ensure proper legal functioning.
The labour charter of 1919 was much more than a formal memorandum, to be superseded by some other document a few years later. In 1998 Michel Hansenne, the Belgian Director-General of the International Labour Office from 1989 to 1999, tried to compile the most meaningful conventions in the history of the ILO. Using seven key labour standards, he wanted to return to the legal source of the universal protection of the worker. These key labour standards included freedom of association, abolition of forced labour, female and child labour, and elimination of discrimination in employment and function -most of the social rights 90. Valticos, Droit international du travail, pp. 56-57. 91. Reduction of working hours in agriculture, freedom of migration, unemployment prevention by governments, abolition of forced labour, the possibility that seamen might leave their ship upon docking, prohibition to transport goods manufactured by prisoners or to bring them into commercial trade, prohibition on the sale or use of articles produced in home industry, organization of recognized free insurance organizations, and the introduction of a control system in emigration and immigration countries. With the presentation of its final report before the plenary Peace Conference, the Commission on International Labour Legislation hoped to attract the attention of the Versailles diplomats, government leaders, and world press. The report was a compromise between conflicting ideas and interests: it was a balance between international and national loyalties and the supporters and opponents of interventionism. At the plenary Conference, idealism once again clashed with political reality, and it was not easy for the members of the Commission to obtain the Conference's approval. At the start of the negotiations the Labour Commission had been established quickly and decisively as proof of the Conference's constructive approach. But later the numerous diplomatic upheavals affected the initial willingness and optimism to such an extent that Versailles became the stage for several national disagreements. 96 At the beginning of April 1919 the negotiators' attention was almost exclusively focused on political problems such as territorial rearrangements, and they did not want to pay much attention to an international social agreement. The Commission's representatives wanted to start organizing the first International Labour Conference in the autumn of 1919, and undertook the necessary political steps with government leaders to achieve that. remembered many years later as ''une des plus grandes journées de ma vie''), 99 Vandervelde considered the international conception of social regulation as a basic step towards the institutionalization of labour politics. International promises on the most important labour demands were to provide a meaningful stimulus for the national debates. As government representative, Vandervelde had an obligation to put those same labour demands in a framework that would be acceptable to the national parliaments. Despite the compromises, Vandervelde considered that the Labour Commission succeeded in its aim: ''c'était une oeuvre de juste mesure, une oeuvre de transaction et, aussi, une oeuvre de transition entre l'absolutisme du Patronat qui a été le régime d'hier et la souveraineté du Travail qui, j'en ai la conviction ardente, sera le régime de demain''. 100 Even though the legal construction of the ILO was agreed on, approval of the labour charter was still a long way off. No single part of the final peace treaty was rewritten as much as these nine points. 101 The United States tried to negotiate as minimal a labour charter as possible, while France, Italy, and Belgium held out for the nine points. The ILO would be meaningless without a clear postwar programme. The rift between the protagonists was so sharp that it was feared the plenary meeting would eliminate the nine-point declaration. Many diverse proposals were advanced behind the scenes in Versailles to amend the original text of the Commission. A few points, such as equal pay for men and women, were scrapped through British machinations. 102 Vandervelde, back in Brussels but thoroughly briefed by Mahaim, complained to Barnes that this diplomacy en petit comité was unacceptable. The Commission proposals were not supposed to be amended because the Labour Commission had officially disbanded and many members had already left Paris. 103 Directed by Lloyd George to put an end to the machinations, Vandervelde started discussions with Barnes, Robinson, and Otchiai, who were members of the Commission, and the Canadian Sir Robert Borden, who was the spokesman for the British dominions. Borden had repeatedly tried to tone down the labour charter. A few hours before the plenary Peace Conference was to vote on the charter, the foursome reached a compromise. 104 Once again Vandervelde was the one to explain the final proposal to the government leaders, ministers, and diplomats in the Versailles Hall of Mirrors. Although the original text of the Commission contained more guarantees for the workers, the attraction of the compromise was that it allowed for acceptance by many countries. The plenary Peace Conference unanimously approved the Labour Charter on 28 April 1919. Fearing the growing attraction of communism in the industrial countries, the government leaders perceived it as a wellintentioned accommodation to workers' demands in the ILO. 105 At the request of the Labour Commission, countries that had remained neutral during World War I were also invited to participate in the new organization.
The agreement to establish the ILO and the labour charter were incorporated as Part XIII in the Treaty of Versailles, which was concluded after much diplomatic disagreement on 28 June 1919. 106 After the Commission on International Labour Legislation was disbanded, a few legal experts (including Ernest Mahaim) came together to organize the first International Labour Conference. 107 This conference, held in Washington in October 1919, provided the definitive beginning to a new phase in international labour politics.
C O N C L U S I O N : '' M A N A G I N G S O C I A L P E A C E ''
Although Wilson, Lloyd George, and Clemenceau took the initiative to establish the ILO at the 1919 peace negotiations, the new organization had not really been developed by this triumvirate. As Mahaim, one of the actual founding fathers, put it: ''Ils ont eu l'habilité de mettre dans le berceau de la Société des Nations, un enfant déjà bien vivant et sû r de vivre.'' 108 A unique pioneering role awaited the prewar networks that formed the ideological basis for the institutionalization of international labour politics. The ILO architects had made a great deal of progress in social thought and action before 1919, and the central group knew one another from earlier international networks. Such networks were based on professional or ideological commitments, and were arenas to exchange ideas about social issues. The close connection between ideas and institutions, which has long been studied as independent factors, 109 can offer a fruitful approach to how world opinion can be changed and how social change is made possible.
As pivotal figures in their prewar networks (the Second International and the International Association of Labour Legislation (IALL) respectively), Emile Vandervelde and Ernest Mahaim became actively involved in developing the ILO. Its most important forerunner was the IALL, which had been developed by Ernest Mahaim. This international association of reformist intellectuals was an epistemic community that had functioned for at least two decades before the founding of the ILO as a window for scholars and labour experts to analyse breakdowns in society. Although the Second International cannot be regarded as an epistemic community because of its strong internal dissensions, it did function as an important political and ideological network for leaders of the socialist labour movement such as Emile Vandervelde. It helped them exchange and develop ideas about international labour legislation across national political parties. It was these experiences in prewar networks such as the IALL and the Second International that enabled the members of the Commission on International Labour Legislation to found the ILO so quickly in 1919 -in contrast to the general peace negotiations, where politicians debated, rather chaotically, on much less well-prepared issues.
The ILO founding fathers believed that society could be ''constructed'' into a better world with universal peace as the highest ideal. This strong belief in a ''makeable society'', stimulated by the postwar euphoria, was a crucial motive for the social engineering practices of the Commission members. In establishing the ILO as a new institutional framework, they moved international labour law from the theoretical to the actual; they gave it a concrete dimension, allowing it to address some of the acute societal demands of the time. Through a shared imagination créatrice they went beyond their own professional and party-political boundaries.
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Scholars such as Ernest Mahaim left their ivory towers to become ''managers in social justice'', joining with policy makers of other ideological origins, such as Emile Vandervelde, who helped build a bridge between the theoretical knowledge-bearing elites and modern social policy-making.
At the crossroads of academic theory and politics, the Commission on International Labour Legislation enabled a pioneering generation to lay the basis for a hybrid welfare system that would be developed within a unique tripartite setting. In 1919 the ILO was one of the first organizations to recognize both trade unions and employers as full-fledged social partners. Within the national context, tripartite negotiations were hardly institutionalized in 1919. Such contacts were extremely difficult and largely improvisatory. Social consultation was not a priority for employers, and the trade unions were not yet strong enough to exact demands without making serious concessions. ''The invention of tripartism'' made the ILO a pioneering institution.
Although the members of the Commission on International Labour Legislation were in agreement on basic values such as international solidarity and social justice in principle, there was much less unity of purpose when they tried to develop a legal structure for the ILO. The blueprint, which belonged to the domain of builders, engineers, and designers, clashed with the assumption that society was an organic concept that had grown from individual minds and communities with historical roots. In the context of the plenary Paris Peace Conference where each nation and group had its own agenda, the ideas of prewar epistemic community experts such as Ernest Mahaim were quickly transformed into political reality, together with the plans of organized labour. In the end, the ILO was the product of diplomatic efforts among radical internationalists, moderate reformists, and advocates of national sovereignty.
Opponents of international deliberations (especially the Americans) were able to thwart every attempt at creating a supranational legislative parliament; they succeeded in achieving their goal: a non-binding system of conventions and recommendations. The ILO to this day must still contend with the fact that it cannot impose any decisions. The efforts to find diplomatic equilibriums and politically achievable compromises between national governments and their social partners would result in many years of very heated debate. Despite -or perhaps because -there were considerable changes to the original intent of the ILO, the international negotiators had developed a remarkably stable construction in 1919. We may interpret the result in one of two ways:
111 either the ILO is characterized by great institutional inertia, or the ideas of the founding fathers were very progressive. 
